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This article reviews 11 titles published on Indian bureaucracy between 1971 and 1975, covering the following five themes: 1) background, attitudes, values, and motives of senior civil servants, 2) their reaction to specific situations, 3) relation between the politicians and the administrators, 4) district organization, and 5) formulation of developmental policies.
The books reviewed here are based on empirical or field studies or those which have used primary data for analysis. Only those books that have been sent for review by the publishers on the request of the editors have been included.
The review excludes the experiences of civil servants and the reports of committees and commissions, which are so important and numerous and large that each would require a separate review. India and abroad. organization deals with certain specific public situations; 3) relations between the administrator and the elected representative at the district level; 4) analysis and study of the work organization of the government to suggest different systems for working; and 5) how policy on development is formulated in Government of India.
Ishwar Dayal is a National Fellow of the Indian Council of Social Science Research. Earlier, he was director of the Indian Institute of Public Administration, New Delhi, and taught for over 10 years at the Institutes of Management, first at Calcutta and later at Ahmedabad. He has published several books and articles in organizational theory and change in
The first six of the titles listed above deal with the background, attitudes, values, and motives of higher civil service personnel. The next two titles report studies on bureaucracy's response to certain specific situations. The ninth book reports on the relations between the politicians and the administrators. The tenth book analyses the suitability of the district organization for the tasks it must perform and suggests an alternative model for the purpose. The last volume examines how policies on development are formulated in Government of India.
Background of the Higher Civil Servants
On this subject most of the studies are concerned with senior civil service personnel of the all-India and central services. Only Mathur's two studies include the state service personnel as well. Bhambhri's study concludes that "candidates with higher university qualifications, urban background, previous experience of some positions, whose parents have been employed in modern professions, have greater chances of success in the IAS." In all these studies there are data to support this conclusion.
Subramanian has compiled data on probationers in the IAS, from 1947 IAS, from -1963 that reveal that the origin of new entrants has remained generally unchanged. There are differences in their background among the recruits in the Indian Foreign Service (IPS), Indian Administrative Service (IAS), Indian Police Service (IPS), etc. Confining the discussion to the IAS, the profile of a recruit deposes that he comes largely from an urban middle class, but not so much from its higher echelons as the Foreign Service does; indeed, one fourth of the IAS consists of sons of lower civil servants, school teachers, and less prosperous small town lawyers who are distinctly lower middle class. cracy. He is also concerned with universalisticparticularistic value orientation. Singhi found that a large number of bureaucrats consider caste as a drag on development and do not think that marriage by free choice by boys and girls is desirable. A large number of them consider democracy and socialism to be unsuited to the present situation. Most respondents thought that selection and allocation of work were based on non -rational considerations and not on competence. They also felt that the means of planning and development were defective. Singhi concludes : "The social values of a majority of bureaucrats are near modernity, universalism and achievement orientation. The political values, however, reflect conservatism...." (p. 317).
Corruption often has a central role in discussion of public administration. Bhambhri, Singhi, and Mathur (a) have discussed corruption in administration. Bhambhri has quoted excerpts from literature to highlight the nature of corruption in the public services and has reproduced statistics of the number of cases of corruption reported in various departments and ministries. In response to Bhambhri's question whether political parties are responsible for the rising corruption in the country, IAS probationers were equivocal in their answers: 32.2% agreed and 38.7% disagreed with the statement.
Mathur (a) in his study of BDO's was concerned with how they perceived corruption in government. The responses of field level personnel are as follows (p. 37) :
97.8%
82.0%
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Singhi has listed corruption in the order of most to least corrupt departments. The Police, P. W. D., and Taxation are listed at the top and Anti-corruption, Mines, Cooperation at the bottom. Singhi suggests that "the structural differentiation related to power in public and private bureaucracies and the internal dynamics of their functioning are responsible for such perceptions" (p. 230).
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My conclusions drawn from the background data in the studies reviewed here about the-suitability or otherwise of civil servants or on their ability to administer well in the social environment of today is totally unfounded. I would have serious difficulty in agreeing with Singhi's conclusion as follows :
Lack of identification of the bureaucrats with the rural and illiterate masses and with the common man, along with a heightened sense of social and positional superiority by upper bureaucrats, tends to thwart the effective implementation of the plans and the various goals, (p. 100)
A civil servant does not have to come from a slum to be able to improve its administration. Nor does he have to be a farmer to deserve placement in the department of agriculture. Instead he must have the sensitiveness or empathy towards people with which he can understand and appreciate their problems. He must have the analytic and conceptual skills to diagnose socio-economic and human problems in his environment and the humility to seek knowledge and use it for the improvement of the society that he is appointed to servo. These characteristics are necessary for all elites in society and not the administrator alone. There is enough data to show that new employees socialize and become "like other employees." Most officers take up the accepted patterns of behaviour of the role they are given. This pattern is true of all social situations. Trade union leaders as personnel officers manifest behaviour that sometimes shows a stronger anti-union stance than other managers do. Case studies of harijans show that many of them tend to reject the members of their caste once they become successful (Aggarwal, 1976 ). An officer from the field office exhibits behaviour patterns that are very similar to those of his predecessors when he is transferred to a controlling office such as the ministry of finance notwithstanding his stringent criticism of the predecessors in the role he now plays. Such examples are many. The behaviour pattern and values as shown in the studies reviewed here may well be the manifestations of tho culture of the organization. To understand tho behaviour of the civil servant.
Vikalpa
Political pull plays an important role in government Any personal experience which indicates the above Are all people treated fairly by government studies may be necessary of the work culture and how employees are socialized in that society. Some examples of this process are available in the writings of civil servants (Punjabi, 1965) .
Several studies of industrial employees have shown that neither the particular background characteristics of employees nor the sociological data explain their behaviour or performance. Sharma (1974) in his study examined several factors of industrial workers such as rural-urban background, religion, caste, education, occupational background, status, etc., and whatever differences he found his sample could not explain the performance of employees. Dayal and Sharma (1976) studied the background of union members and found no relationship between the background factors and the behaviour of employees. These factors did not distinguish the leaders from the follow ers, because both groups had a strongly similar family background, education, industrial experience, etc. The only distinguishing features were two : the leaders, more often than followers, came from urban families and had slightly higher educational background. Even in respect of these factors, the differences between the two groups were marginal.
In our studies of strike among supervisory employees we found that education, background, social status, salary, etc., appear to have made little difference in the way supervisors behaved as compared to the behaviour of lower income levels (1971) . After analysing his data of BDOs, Mathur (a) says, "we had found that background characteristics do not predict significantly bureaucratic perception" (p. 81).
From the responses on the questions of values and attitudes, it is not possible to conclude that the respondents would necessarily behave in the way indicated by these answers. The responses may show socially accepted values and attitudes but the person may not behave in accordance with the stated manner. Those persons who show no caste prejudice in their interview responses, often show reverse patterns of behaviour when they experience such situations. Such data have therefore serious limitations for predicting how bureauc r a t s w o u l d b e h a v e g i v e n t h e c h a n c e . Any conclusion about the effectiveness or otherwise of bureaucracy based on this kind of data is likely to be misleading. 
Motive of Civil Servants
Mathur (b) has studied what conditions of work are important for civil servants in the state cadre. He is interested in finding out what motivates the civil servants and what is g o o d a n d b a d i n a d m i n i s t r a t i o n w i t h
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The direction of the responses of both groups is the same. Both feel that greater attention to recognition of an employee, greater delegation, and greater opportunity to achieve results are important. The probability is high that samples drawn at random among both groups would perhaps offer similar responses if they were asked the same questions about the effectiveness of organizations and job performance.
In summary, the data on the studies of attitudes and values of higher civil servants suggest the following generalizations :
1. The attitudes and values of civil servants are incongruent with the requirements of the job as perceived by the concerned researchers. Researchers have emphasized this point. It is suggested that poor performance of administration in India can be explained by ill-matched attitudes and values of the senior personnel.
If a direct relation has to be established between such attitudes and values and administrative behaviour, the examination would have to consider the following : a. Evidence would be needed to conclude that attitudes and values obtained in such interviews have direct relationship with behavi our or performance. These aspects would have to be studied in behavioural terms as did Bales (1951) , Whyte (1969) and others.
b. Attitudes and values' of business managers, educationists, politicians and others on the same scale as that used for administrators would have to be obtained. If attitudes and values of all elite groups are similar, the nega tive consequences of these attitudes on public administration compared to other organizations would have to be established.
In the absence of data on relationship between attitudes and performance and their particular impact on such public or government organizations, causality as implied in some of the studies reviewed here is not valid.
c. If the attitudes of the IAS, other central services and state services are similar, as appears to be the case, it is likely that behavioural patterns as discussed by researchers are induced, and in subsequent experiences reinforced, by the system in which the members work. If this is so, the relevant question for study would be, what are the characteristics of the system that induce the kind of attitudes and values that are dysfunctional for the tasks of the government, assuming that they are dysfunctional.
2. One study compares the attitudes and values of IAS and central services with man agers in industry. The sample of private bureaucrats in Singhi's study is drawn entiiely from Rajasthan. A comparable group would have been the Rajasthan State services and not the group he has chosen for his study, i. e., personnel from the all-India and central services. The data do not, however, conclusively show that the differences in attitudes and values of these serveral groups are significant enough to explain the behaviour of the subjects.
Bhambhri and Singhi have also concluded that the nature of the attitudes they have reported explain the lack of concern for results and explain the administrator's orientation toward personal status and power, and that this orientation renders the administration ineffective and ill equipped to achieve national goals. Even if the observations were true, the causality is not established. The characteristics of the work system or its performance may not necessarily result from the personal orientation of individuals.
3. Corruption in civil services is seen to be a serious problem. Several special commit tees and commissions have been set up to recommend how corruption could be checked; in spite of setting up an elaborate vigilance machinery, corruption in public services has increased.
Briefly, the studies in the first six books give us valuable data to build up a profile of the senior civil servant in India, and tells us of the trends in the recruitment pattern over several years. This can be useful in regulating recruitment where necessary if the results show trends contrary to public policy. The data in their present form neither explain the behaviour of civil servants nor provide the clues to the good or poor performance of administration.
Vikalpa
Handling Special Tasks of The Government
Roy has studied in one district in Gujarat the role of bureaucracy in agricultural development. He suggests that three sets of factors are relevant in understanding this aspect: 1) the socio-economic background of the administrators and evaluation of their own selves in terms of their sense of self-reliance, self-confidence, and capacity for effectively handling the environment; 2) the functioning of the administrative system and how it supports or hinders the administrator; and 3) the characteristics of the environment. An additional factor is how well do the official and non-official leaders cooperate in panchayati raj. After an elaborate study of the factors included in his model, Roy concludes :
In spite of the pressures for the realisation of organizational goals, the organization is unable to fully rescue itself from its difficulties. This is because of poor communication with the environment, unsatisfactory adjustment to it, and lower productivity. In short, the inability of the organization to adjust to new environment and its inability to reorient itself to new tasks is one of the reasons that, as our data suggest, comes in the way of efficient implementation of agricultural programmes, (p. 172) Mathur and Bhattacharyya studied how the government handled emergency situations such as famine in Maharashtra. Their study was carried out in districts of Aurangabad and Poona both of which had been severely affected by the famine of 1972-73. They found that within the same system of working, government ensured machinery for quick decision making. The chief minister visited the affected areas with concerned officers and after touring the areas, issued instructions for action as required. The officers also toured affected areas and took administrative decisions on the spot and obtained sanctions where required even on the telephone. At the district level, the collector was recognized as the leader and officers cooperated with him partly because the situation demanded it and partly because the collector got full support for his actions from the state headquarter. The local politicians also cooperated with administration, and together they worked as a team. All these efforts were greatly facilitated by the availability of funds.
The findings of Mathur and Bhattacharyya confirm my own findings of a similar study of famine in Bihar in 1966-67. The entire administration had evolved a superordinate goal, e. g., saving human lives. The state level administration took a pragmatic view of the total situation and gave timely support to field offices in respect of finances, sanctions, and policy instructions. They saw that a common problem was to be tackled and considered the achievement of results to be more important than the following of procedures and rules to the letter.
Relation Between the Politicians and the Administrators
The Kothari and Roy study of Meerut District is unique and concerns an important area of study in public administration-the relations between the politician and the administrator. The study was undertaken on behalf of the Administrative Reforms Commission and published in 1969. The researchers have studied the attitudes of the two groups towards each other and attitudes relating to several problems facing the district. The study points out the differences between them. The study provides data on the background, attitudes, and value orientation of both groups. They reveal essential differences between the two. The politicians appear to feel socially inferior to the administrators and somewhat afraid of them. There is no attempt to undrestand why strains in relationships develop between the administrator and the politician, neither do they show attempt to solve it.
District Organization
The tenth book listed here is a study of the organizational design of the district. Dayal, Mathur, and Bhattacharyya examined the tasks of administration at district level and analysed them to determine how they should be organized using the socio-technical systems approach. They have suggested that the present organizational design leads to perspectives on the Vol. 1, No.4, October 1976 part of the administrators which become dysfunctional to the task to be performed. The lack of concern for results, lack of team working, poor control, and lack of timely remedial action, etc., are enhanced by the characteristics of the system. The researchers suggest that systemic changes may be necessary to enable civil servants to achieve the goals set for them.
Formulation of Developmental Policies
The last book analyses the way in which development policy is formulated in Government of India. Based on six case studies in three ministries and departments and the Planning Commission, Dayal, Mathur, Datta, and Banerji have generalized the most common features of policy formulation in the government. The emphasis is placed on accommodation and settlement through advice and consultation. The machinery ensures continuity and improvement rather than innovation and change. The role of specialists in policy formulation or in seeking alternatives for action is not always employed to best advantage.
The Balance Sheet
The survey of literature covered in this review highlights certain concerns of researchers of the government system :
1. There has been preoccupation with what kind of people are recruited to higher civil services, assuming that these aspects would explain their behaviour at work. As mentioned earlier, it is a highly limiting approach for understanding administrative behaviour. Simon in his book on Administrative^Behaviour (1961) emphasizes the interactional characteristics of the system and of leadership rather than attitudes and values of individuals. In the post-Hawthorne literature, explanation for human actions is sought in behavioural dimensions rather than only the attitudes. Whyte (1965, p. 160) analyses organizational behaviour in terms of three interrelated and mutually reinforcing aspects of work: 1) the work environment, 2) the symbols of success, and failure, and 3) interpersonal relations. Homans' (1950) conceptual scheme for understanding behaviour in groups includes activity, interaction, and sentiment. He employs these concepts for analysing group behaviour. There are several other concepts in literature now used for the study of behaviour in work organizations (Dubin, 1965; Gallerman, 1963) .
2. All the reported studies assume that administration has failed to achieve the national goals and that in this particular respect, it has been ineffective. I doubt if this view is shared by the administrators or by the government as a whole, notwithstanding public statements on the subject. Assuming that lack of achievement on the part of administration cannot be explained merely by attitudes and values of civil servants as discussed earlier, why have other reasons for this failure not been explored in literature, especially when all these authors have assumed that administration has done poorly in India ? I believe two diverse considerations apply in the present situation-1 ) relating to the failure of administration and of conceptualization [of change in the administrative system, and 2) relating to conceptualization of the system itself and a theory of administration.
Few people in top positions in the government would agree that the system has failed to achieve results. Even if certain failures are acknowledged, they are ascribed to either outside forces such as the politician, illiteracy of the people, and poor judicial process. Whereas all these aspects may contribute to the failures of administration, they cannot explain the failure to improve these aspects when the government is nearly omnipotent and the nation's well-being depends so much on good administration.
Even politicians in government who make statements about the ineffectiveness of administration at times rarely authenticate these views by their actions. Neither do they take steps to change the system, nor appoint non-administrators in key roles to introduce new perspectives towards effectiveness. Sri Lanka and Pakistan have shown determination to change the mix of people in government services and to make a direct recruitment of officers in senior positions. Individuals often chosen to serve in the private offices of ministers, or on committees,
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Vikalpa or in other key positions invariably come from the civil service. The public announcements are rarely substantiated by action.
The reasons for incongruity between action and public denouncement of administrators are understandable. The minister could hardly hope to get the cooperation and confidential information he needs for his own purposes if his secretariat did not get the information which is obtained through the camaraderie k or tho established code among the members of the cadres. There is also likely to be another reason. A minister's public criticism of the civil servant is perhaps a compensation sought for having submitted in office to the latter's dictates and the feeling of helplessness for being trapped in the web of rules that only a civil servant is trained to apply, or sidetrack, according to his discrimination. Whatever the reason, either through fear, or unfamiliarity of administration, no other perspective of basic change in the system is evident at least from the behaviour of the people in top positions in government. Passing the buck is a game we all play to cope with the existing dissonance and to survive in an environment in which mistakes in office are dealt with harshness rather than with compassion and understanding.
Another technical problem about change in administration is that there is insufficient knowledge of bringing about change in the total system. Most experiences are based on experimentation or action research methodology. However well conceived, the action research model makes heavy demands on the time of senior administrators which a few can spare. It also implies the interest and knowledge of human dynamics and requires the kind of commitment, the energy, and self appraisal that few in administration seem willing to give. Lack of systematic knowledge about change therefore forces the administrator to generalize from personal experience and make whatever improvements in the administrative system as seem justified.
For reasons suited to their overall considerations the administrator and the politician are but vaguely interested in administrative reform, and because this interest is not sharp enough, there is insufficient action -towards administrative reform. Due to lack of inadequate conceptual models of change, administrative action is sought mainly in improving recruitment, selection, training, etc. These ^measures may be important in themselves but they would support the system when it works well but may not be instrumental in changing it towards continuous betterment.
As for the academic, his concern for theorizing about change in government system^ has been inadequate notwithstanding the Fulton (Garret, 1972) or Udoji (1974) reports. Some of the derived knowledge from change in business organizations may have serious limitations in view of certain characteristics of public administration. Three important features of public systems distinguish them from others: 1) they have diffused boundaries and are open systems in far more significant ways than business organizations; 2) they are large and due to their openness the legal-rational basis for their existence is important; and 3) the political system has a significant influence on its working. These conditions being sufficiently impact producing, models of change would have to take these central features into account in building a model for government systems (Dayal, 1973) .
Perhaps the assumptions underlying the research studies in government systems need examination. I would like to emphasize that simple explanations about organizations are inadequate and that we need to broaden the scope of our research studies. If causality is what we are seeking to establish in the understanding of administrative behaviour, we would have to review the reality in its full complexity wherein simple relationships between action and reaction may invariably fail to explain events in the organizational situations.
Many useful models for the study of human organizations have been developed in the last thirty years or so. Some of these could with much advantage be used for the study of government systems. These models have been increasingly applied in research and study of government . 1, No.4, October 1976 administration in other countries. Examplesed in this review. The main purpose of discussing this scheme of research is to show the gap that exists between what is now available and what is yet required to be done. In the study of government systems, we are concerned with gaining knowledge of how the system operates and w,th making an analysis of its strengths and weaknesses and discovering how knowledge can be applied to improve the practice of administration. Systematic case studies of various situations are as important as analytical studies and surveys. Students of public administration have been discussing the differences between political science and public administration and the latter and management, more than involving themselves actively in studies that are needed fora better understanding of administration and for a significant improvement in its practice.
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As we seek greater clarity of the concepts underlying research in government systems, various methodologies of research would also become necessary and the sole reliance on surveys decreases. Even the survey methodology could be fully exploited to answer some important questions in administration. One example of this is the report of a study of agriculture administration by Barnabas and Pelz. The studies reviewed here could be seen as the pre-dawn era of research in public administration. They are promising. But daybreak is still some time away while greater attention to research methodology and to sound theoretical underpinnings of research are developed.
In conclusion, the balance sheet of research in public administration between the need for knowledge and what is provided by the studies reviewed here shows much imbalance. With some hesitation, one could perhaps venture to say that we have but just begun.
